ED 207 20 B 

AOTHOB" 
TITLE - 



INSTITUTION 
SPOHS AGENCY 



POB DATE 

GRAHT 

NOTE 

EDES PftlCE 
DESCBIPTORS 



DOC U HE IT BBSOHB 



El 013 996 



Stephens, E. Robert; And Others . F 
Hajor Policy Is9u.es Surrounding the Education Service 
Agency tfoveaent and a Proposed Besearch aid 
IJevelopaent Agenda. ESA Study Series/Beport No. 
VII. % ' • . * ' , * 

Stephens Associates, Bur tons vi lie, Hd. 4 * 
Edgewood Independent School District, San Antonio, , 
Ter. ; National Inst, of Education. (DHEtt) , aashingtonv 
D.C. j 
Jun 79 • ■ " " 

OE-p-72-9999 " . 
37p.; For related documents, see *BA- 013 993- 998. 
* ■/ 

01/PC02 'Plus Postage. 
♦Educational Developaent;, Educational Facilities; 
♦Educational Policy; ♦Educational Research; 
♦Education Service Centers; Eleaeatary Secondary 
Education; -Financial Support; Governance 



ABSTRACT * * 
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paper is to raise and clarify issues rather than .to settle thea. The 
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governance; (9) financing; (5) ^staffing; and (6* physical facilities. 
I total of 25 aajor_policy issues and 91 research and 'development 
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MAJOR POLICY ISSUES SURRdUNDING THE EDUCATION SERVICE 
AGENCY MOVEMENT AND A PROPOSED RESEARCH AND DEVELOPMENT AGENDA 



I. INTRODUCTION- TO THE STATEMENT 




Introduction * . 

During the past half-century, policy planner^ and decision makers 
at the state and local levels have used a juimber of structural approaches 
for tbp improvement of state and local systems of elementary and secondary 
education. In recent years, the most popular alternative is the formation 
of some type of education service agency (ESA) at sub-state levels. The t 
use of this alternative gaihed its initial interest in the mid and late 
*1960s, the approximate period of the demise of the reorganization at two 
oj/more local education Agencies into larger administrative units, the struc 

tural alternative most widely used in the pxior three decades. Interest 

* \ ' v 7 

in the education service agency concept has accelerated in tue decade of 

th6 l$70s. . • 

Education service agencies, appear t,o be developing in three basic 

. * \/ 

patterns* in a* large- number of states.— These 'are: 

* \ 
Type A: Special District ESA 
• 1 

A legally constituted unit of. school government sitting between 

1 - \ 1 
* . the state edu9ation agency and a collection of local school dis- 

1 

tricts. This pattern abpears to be supporte<Li)y. the view that 
\ ESAs should be established by the state, or the state and local 
education agencies acting in concert, to prdvitie services to 
both the SEA and constituent LEAs. 



) 
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1/ In thi£ statement, the generic term Educaticjn Sarvice Agency (ESA) is 

used to identify all three basic patterns — the Special District.. ESA,* 
. the* Regionalize^ SEA/ESA, arid the Cooperative ESA* 



* -2- 

• , • - - 

Type B: ' Regionalized SEA/ESA 1 ' " * 

A regional branch of the state education agency (SEA), This 

pattern appears to be supported the view that^§As should 

• - 

be established as arms of the state to deliver-services for the 

state education agency. Three variations o - f units of this type 
are used: those providing administrative-services only; those 
'providing general services only; and, those ^providing both ad- 
min^strative and general services* ^ 
Type C: Cooperative~ESA 
A loos**, consortipnr^of 'local education agencies. This pattern 

m 1 

• " • 

appears to.be supported by the view that ESAs should be establish- 
ed by two or more local education agencies to provide ^serv ices 
exclusively to meabefs of the cooperative. These units are fur- 
ther subdivided into those that are: multi-purpose (five or 
more services); those that are limited-purpose (not more than ' 
four services); and, those that are single-putposeA n 
The three types differ with regard to the four central character- - 

istics of legal, framework, governance arrangements r programs and services, 

• * , • 

* * • 

and fiscal support. The dominant* patterns of each concerning these four 

• »— - . 

features are $hown in Table 1. 

While few pure illustrations exist, each of the basic forms of 
ESAs is presently used singularly, or in combination in" a Jarge number of 
states* For example, the Special District ESAs appear to be most extensive^ 
ly used in the eleven states of California, Illinois, l9wa,, Michigan, ,New 
York, Ohio, Oregon, Pennsylvania, Texas, Washington, and Wi^coqsin. While 
many state education agencies have regularly decentralized some services 
and functions, a more limited number have established regional branches 
& of the SEA to serve the entire state. The five states of Massachusetts, 

eric - . 

• ■ * 4 . 
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DOMINANT PATTERNS OF TYPES OF ESAs WITH 
REGARD TO FOUR CENTRAL CHARACTERISTICS 



Four Central Characteristics 



* 

Type of ESA 


' Legal Framework 


r 

Governance 


* H 

Programs and Services 


Fiscal Support 


* 

Special District ESA 
* 


tends to be structured 
in legislation and/or 
SEA regulations 

* 


tends to be lay con* 
trol 


tends to be determined 
by member LEAs and the 
SEA. 


tends po be a mix of 
local^ regional, state 
and atate/ federal 

* 


Regionalized SEA,/ ESA 

r 


tends to be structured 
in SEA regulations only* 


tends to be ptofes- 
s^onal advisory only 


tends to be almost 
exclusively deter- . 
mined by SEA 

• 


tends to be almost 
exclusively state and 
state/federal 

\ 


Cooperative ESA 

■4- 


tends to be general 
(i.e., intergovern- 
f mental regulations 
statutes) and/or 
permissive legislation 

% 


* 

tends to be compos- . 
ed oL representa- 
tives of member LEAs 


. tends to be almost 
exclusively deter- 
mined by member LEAs 

* 

* 

* 

t 


4 

tends to be almost 
exclusively local 
and state/federal 
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New Jersey, Ohio, North Carolina, afcd Oklahoma are representative of SEAs 

' 'I 
Utilizing this alternative form of education service agencies. Education- 

al cooperatives have also been in existence in many states for a long period 
of time. However, some states have moved to formalize this practice. Re- 
presentative of the most extensive arrangements for the encouragement of 
Cooperative ESAs are the 'developments in Alaska, Colorado, Connecticut, 
Georgia, Indiana, Massachusetts, Nebraska, Rhode Island, &nd West Virginia. * 

Each of what are regarded to be the basic forms of education ser- 
vice agencies has its proponents and opponents* Inherent in, each option 
.are a number of policy issues of critical importance to the welfare of the r 1 
service agencies and to the constituents of the agencies, the local districts 
arid/or the state. Moreover, one of the rewarding, though complex, aspects 
of ESA concept is that one cannot escape consideration of a number of over* 
riding pervasive issues in education, such as state-local relations, local 
control of education, the best use of resources, and other fundamental is- # 
sues. Indeed, the ESA 'concept offers an increasingly valuable platform 

for the debate' of these issues* 

» ■ 

Some of these policy issues appear to have been raised and succes- 
sively resolved by state or local planners in the debate preceding the im- 
plementation of whatever form of ESA was ultimately put in operation. In 
this sense, then, the' type of ESA in $ state would 'appear to reflect clear 

policy choices by the actors £n the debate. In other cases, it would ap- 

** • 

pe£t that the present organizational behavior of ESAs, and the present con- 
trove rsy at the state and local levels regarding them, causes an observ- 
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er to question'' the existence of a consensus concerning their role and func- 
t tion and how best to organize the units in a way that is consistent with 
their primary mission. . . 

• . j 

q - Since the conflux of conditions^ which in recent years appear to 

hO 
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Have precipitated the use of ESAs for the Improvement of state systems of . 
* > • 

elementary-secondary education have not subsided, but show evidence o£ ac- 
celerating in the future, this statement of major policy issues and prtfgos- 

t ' 1/ * 

ed research and development 4 agenda is *of fered^ 

*- * ■ 

i * 

^ 

Objective of this Statement 

* * 

\ Many of the policy issues associated with the education' service 

agency concept have been previously identified and addressed in apparent- 

* 

ly varying degrees of_ resolution. However, completion of a numtier of the 
tasks of the ESA Study Series both raises new* issues as well as 'adds insight* 



to those that have been identified in the past* Thus, the purpose of this 
statement on major policy issues and proposed research and development ageh- 
da is three- fold: 

1* To assist policy planners at the state and/or local levels 

*' * 

in states presently operating one or more forms of education 
j» ■ 

service agencies to assess the workings of their systems by 
. identifying, again in some instances, the Central issues 



If The widespread interest in education service agencies Is traceable to r 
a large number of frequently interrelated developments which, while they 
v&ry from state to state, have been summarized by Stephens as: (1) a 
growing recognition of the limitations surrounding the move 'to reorga- 
nize small LEAs into larger administrative units; (2) a greater reCog- 
nition that a viable 1 structure of education is a critical requisite for 
the promotion of educational programming (especially from the perspec- 
tive of equality, quality* and efficiency) and the structure of educa* . 
tion in many state school systems served as an important constraint for 
the attainment of these complex goals; (3) a greater recognition that 
there is a need for more effective research and development^dif fusion, 
and evaluation capabilities in education and that th$ networks and re- 
source allocation for these purposes were frequently inadequate, frag- 
mented, and uncoordinated in many state schcjol systems; and, (4) a great- 
er recognition of the need to develop more effective planning, communi- 
cative, and coordinating mechanisms among all levels in the state system 
of education. (E. Robert Stephens, Regionalism: Past, Present, and 
Future, AASA Executive Handbook Series 010, American Association of School 
Administrators, Arlington, Virginia, 1977, pp. 7-82). 

er|c * • 7t 



inherent in ESA} 1 , 

2. To assist policy planners at the state and/or local levels 

in states not now operating a form of ESA by* identifying what ' 
are regarded to be the central issues that should be consider- 
ed in the debate over t;he role and function, and structure 
of the service agencies; and t 

3. To propose 1 for the polipy and research communities a research 
and development agenda that will help provide a much sounder 
knowledge base than is presently available in order to aid 
the debate over the role* and function, and structure of edu- 
cation service agencies* 

Thus, 'the intent of this statement is^not to eettle issues but 

■ ■ 1 

to raise and clarify them, and!* to indicate some directions in *which future 

work would profitably be pointed* This emphasis on raising issues while 

avoiding prescriptive solutions is consistent with the position taken here 

that there probably is no one best way to structure ESAs that will apply 

with equal effectiveness to all state and local settings* That is, ESAs 

must be- considered within the. context of a total state system of education, 

and must reflect the traditions and economic, geographic, ,and demographic 

characteristics of a particular state if they? are to oe meaningful partners 

in efforts that seek to improve educational opportunities for children and 

youth. However, this is not to suggest that there are not a number of is- 

• ■ 

Sue's of a universal nature that should be considered in the debate over 
education service agencies* This statement seeks to identify the focus* ^ 
of a number of these considerations-, 

MoreoVet, ESAs, as they are evolving in tt\is nation, offer on& - 
of the most .challenging, "but bWly neglected, areas of research. This 
statement seeks to aid policy planners and decision makers by pointing the 

' '. ' > *• 12 '.: ' ' - 
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p " f L \dirpction of new thrusts into negLected areas, and, in some itistances/lby 

//' attaching old problems frott other theoretical orientations. m ^ 



f * 



C riteria Usjad in Identifying * 
I jdlicy Issues for » Indus iot{ _ 



The following criteria were used in*selecting policy issues for 

elusion' in "t^is statement: • "* ^ , 

* * • * * * » p 

1, Issues, that are "ordinarily of interest in' several state sys- 

I teia^; of education and not perculiar to an individual state - 



settings - . - . - « 

2. Issues that are appropriate for government actiooL that must 

be answered by key decision makers x at the state an<?/or local 

N ■ 

' ' levelsf; an&v, 

3j Issues that ard^&Lly involve r differing interests and values.— 



Sources Used in - 
* x Selecting Policy Issues ^ 



A number of sources, w^re^sed in selecting both; the policy issues 
highlighted in thi? statement, and in developing tHe proposed research and 
development Agenda, Chief among these were: 

i * ✓ * 

* - m 1. The literature on^ESAs, and on regi&ial planning in other pub-, 
lie service fields; ^ " " 

l2. ^The unpublished reports on a Jiumbet of the pre-planning acti- 
vities preceding the ESA Stydy Series; * • I 
The descriptive study of selected characteriatics of thirty-one 



* V These crltterid reflect a*4lumber of the thrusts of" Dale Mann's execellent 
^ attempt to distinguish policy issues frgltf operational problems / See 

Dale MannL Pfcljcy Decision-Making in Education , Teachers College Press fa 
V| . Teachers College; Columbia University, New York* 1975 (pp« 10-17) 3 
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1/ ' : 

, ESA networks in twerity^ix statef ?- 

4. The study of the *perceptiops of key actors in twenty-two states 

. S ' 1/ ' 

5. The case study of ESA developments in Kentucky;— and, 

.6. 'The cade study ^of facfors / influencing local education agency 

- 1/ 

« % participation in the services of ESAs ^in^exas.— ' 

» . j II. MAJOR POLICY ISSUES, AND PROPO^p ' • ■ 

RESEARCH AND DEWELOPMEN^^Aj^NBA • »; , • 

* * 4 • 

Introduction % - / 

..This statement of major p'olicy issues and proposed research and 
development agenda is organized into the following six features of ESA opera 
tions: (1) primary mission and programs and services; (2) establishment; 
(3) governance; (4) financing; (5) staffing; and,, .(6) phfsical facilities. 

■ * 

For each category, consideration is given to what are regarded to be the 

. • ' „ - ♦ - " 

central issues, .stated in question form, and the direction that r^fearch * 
and developmenyjj^&^ties should take in order to add to the knowledge 
base on aach. pol2c^issu<i cited.' Three additional R&D priorities are cit- 
ed in the*condluding portion of the statement. 

As a further aid *o the debate over each issues, the perceived 

primary focus, or focL^ o'f each £s also highlighted. That .is, the viey 

% * * * 

is held here that while most policy issues are complex and interrelated, 

- * • ■ - i 

each tends to have a major focus, or foci, that, if identified, would con-, 

tribute to the quality of the debate on the issue* The five thrusts, or* 

tests, that are regarded to be the universal reasons pr justification zqt 
* * • 

the/existence of an education service agency, and thus are useful here, 
are: 



1/ See inside cover of a this statement for a full citation of this report. 
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1. The extent to which ESAs can contribute *to the extension and 
equality of educational opportunity for children and youth; 

2. The extent 'to which ESAs can contribute to the quality of egu- 
cational practice; * 

3. The extent to which ESAs can contribute to the effectiveness 

^ *and efficiency of educational practice; 

yA. The extent to which ESAs can contribute to the state-local 
* « 

. m partnership concept; and, 

<» 

5, The extent to which ESAs can contribute to the synergistic 
# * capabilities of local districts and/or the state. 

As established above, emphasis on these five considerations should 

» * • 

contribute to tfie -quality 'of the discussions surrounding each issue- THis 

is held to be so even in the matfy instances where two or more of the five 

tests are the suggested context within which a specific issue should be 

* 

I 

# 

discussed. * % ** 

A total of twenty-five, relatiWy discreet, .major policy' issues, 
and forty-one research and development (R&n) proposals ar^ cited in the 
statement. It is to be recognized, that many of these are interelated. 
A deliberate attempt ttas made to cite them as discreet issues or R&D pro* 
posals #kpft the hope that this approach wtfuld be most beneficial. 

Moreover, many of the policy issues and, R&D proposals are more 
Applicable, to one form of education service agency than another. Howeve^, 
distinctions of this type are deliberately refrained from with the hope 
that this too "will contribute to a faore thorough consideration of the state 
ment. 

What is the Statement is Not> * 

* * * ' - 
• ■ • 

• ■ 

It is important to note early what this statement does not include 



1, It does not address the fundamental policy Issue of whether 

or not local and/or state" planners should support the establish- 
■toent, or. the continued operatiotf of an'existing service agency, 
or network or, agencies* It, iS assumed here that an affirma- 
tive d^dision on this has been made. Ther policy issues cit- 
v « ed are intended to add insight on the question of how best 

• : — * w ■ 

to ^Implement this decision. * J 

• " V* • / 

2« It does. not address 'the large number of administrative or opera- 

r tional/JLssues associated with the Implementation of policy 
decisions once made* ' Considerations of these types are clear- 

• ■ 

ly important to : the health of a service agerfcy and contribute 

■ 'V 1 , ! 

significantly to promoting or inhibiting a service unit in 
* * • 

* acliieving its^lntended objectives* However,' implementation 

.strategies ordift^riiy must be viewed within ttffe context of 
a*;large number pi Considerations . perculiar to "an individual 
Xocal^ regional, or state setting and thus are excluded here, 

-1 3* It* does not provide an encyclopic listing of research and de- 
- velopment priorities or an extensive list of propositions or 
Research hypotheses but rather, as established previously, 
identifies the direction in which future work would profitab- ;\ 

' 1 m * * *1 

ly be.pointed«. This approach is .viewed to be of most value 

to the greatest number of states and localities. Moreover, * 

» 4 ' « 

specific featured* of the ddslgn of meaningful research and 
^development activities must' also include itfipbrtant contextual 

^ \ 

considerations ^peculiar to an individual local, regional, or 

t * .* . * • 

t stajte setting* 

And', finally, it should be*noted that this statement is directed 
at state systems of education and excludes consideration of policy Issues 

'. *s . " ■ . 16 : 



that are of primary Interest to the executive or legislative branches of 
the federal government. Th$ emphasis here on state systems of education 
is in recognition of the fact that how states organize to deliver services 
is a choice of the respective states, and not ar matter of federal policy. 

Mission and Related m % 

Programs 'and Services s 

. . > 

Major Policy I ssues, The role and function of E^As is of course 
• ■ — 1 — r= 

the central questiop associated with these units of school government. 
In that the "mission of .ESAs transcends all other considerations* it is ther 
initial topic discussed here. And the first question concerning the rcjle 



and function of ESAs is what is to be the primary mission of the unit 
In this regard it would seem that three basic options are available 



e r^le 
its?\ 
Thee* 



are: 



4 

'Should the ESAs be established primarily to provide program and 
administrative services *that relate most directly to the state 
systeij of education? * * 

'Should the ESAs be established pTimarily to provide program and 



administrative .services [that relate most directly to priorities 
of local .school .districts? 

• ■ ' . \- 

* Should the ESAs be established to provide services that rjjelate 

V 

to priorities of both the state system of education and those 

I * 

* of local school districts? 

*. 

It would appear. Chat the debate over the central issue of the pri- 
mary mission of the units would be enhanced aAd the likelihood of the best 
decision being pade increased if this relatively clear issue were framed 
in the Context of all five of the suggested tests of criticality. .Indeed, 

y 

it would seem,. that this issue can not be answered until all five of the. 



complex foci are adequately considered, as illustrated in Figure 1. 

Consideration of these admittedly difficult matters should suggest 
the intended purpose of the' units, and, pf equal importance , provide insight 
, concerning the form that* the ESAs should take (i.e., Special District ESA, 
Regionalized SEA /ESA, Cooperative ESA) • , . 

^ Beyond tlfie question 6f primary mission, as framed thus far^ a num- 

/ 

ber of related issues are also critical. Some of these are obviously of 
greater Jmport for one form of ESA (Special District ESAs, Regionalized , 
SEA/ESAs, Cooperative ESAs) than others; " 

. 1. What should be the nature of involvement of the SEA, public 

r ' 

LEAs, or the public, if any, in the determination of the pri- 
§ 

mary fission of the units? 

2. . Should the SEA, public LEAs^or the public have review or ap- 

proval authority over the prografas and services of the units? 

3. Should the ESAs provide services to nonpublic schools? 

4. * Should the ESAs provide services to other public agencies, 

i . i 

f *or jointly offer services with other public agencies? 

t. 

5. Should the ESAs be involved in the state regulatory system 

s ' * governing public and nonpublic schools? . * ^ 

6. Should the/ legislation or regulations governing^ESAs allow 
limited or extensive flexibility in determining programs and 
services in recognition of differences in regional traditions 

» 

and needs? 

As was 'true o£ £he question of primary mission, the quality of 



the debate over fhe six related program issues would be enhanced if the 
m * • * m * 

t 

discussions over each were framed .within the context of one or more of 
the five suggested foci. What is regarded to be the most useful context 
for discussing each of the sj.x issues is shown in Table 2. , • 

' ■ ■ • 18 
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FIGURE 1 



y SUGGESTED FOCUS OP DEBATE OVER PRIMARY MISSION 



Optional Primary Mission^ 



Suggested Focus of Debate 



provide services that relate to 
priorities of both . the state 
system of education and local 
jlistricts 



provide progi;am^ and administra- 
tive services that relate to 
priorities x>f state system of 
education 






» 

provic 
tive i 
prior: 
trict: 


ie programs 'and admin is tra- 
services tftat relate to 
(ties of local school dis- 

3 



/ 



► 



extension and equality of educa- 
tional opportunity 



quality of educational prictice , 
effectiveness and efficiency 
state-local partnership 

* m 

synergistic capabilities 



TABLE 2 

SUGGESTED FOCUS OF DEBATE FOR SIX RELATED PROGRAM ISSUES 



Program Issue 



'Suggested Focus of Debate 



/ 



1. Nature $f involvement Qf SEA, • 1. 
public LEAs, or public in 'de- 
termination of primary mission 

2. SEA, public ^LEA, or public *re- 2. 
v£ew or approval over programs 

i , *< * 

p. "^Provide* services .to nonpublic 3. 
• schools ' / 

t 

I . * 

4< ^Provide services' to other pub- 9 4* 
V lie agencies ' 

5* Involvement in state regula- 5* 
tory system 

6. Limited or extensive program 6. 
flexibility 



equality, quality, and state- 
local foci 



equality, qualjity, efficiency 
and effectiveness, and state- 
local foci 

equality, and quality foci (al- j 
though would also ordinarily 
'entail an added legal dimension) 

equality, quality, efficiency 
and effectiveness foci 

equality, .quality, and state- 
local, and* synergistic foci 

/ 

^equality, quality, efficiency' » 
and effectiveness foci ' 
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Proposed Research and Development Agenda . It is proposed that 
> , ' r 

priority be given the following research and development emphases: 

1. The effectiveness of existing types of ESAs wljfere SEA, public 
LEA, ©republic involvement in establishing the mission of the 1 - 
units— is— extensive compared to situation where ^t is limited 

4 

or absent. 

2. the effectiveness of existing types of ESAs where SEA, public 

• . * ■* 

LEA, or public review or approval of the programs and services 
of an ESA is extensive compared to situations where it is 11- 
mited or absent. - + 
*3. The extent to. which existing types of ESAs in varlojus settings 

* 

contribute to equalizing educational opportunities, and the, 

conditions that promote thfe, role of the units in^achieving 

this object&ve. - ^ 

4. The extent to which existing types of ESAs in various settings 
contribute to the quality of educational practice, end the 
conditions that promote the role of the units in achieving 
this objective. 

5. The extent to which existing types of ESAa in various settings 
contribute to the effectiveness and efficiency of the delivery 
of educational services, and the conditions that promote the 

■ t 

role of the units in achieving this objective. 

I 9 m % 

6. The extent to which existing typtffr of ESAs in Various settings 
contribute to the synergistic capabilities of units in school 
government, and the conditions that promote the role of the 
units in achieving this objectives 

7. Factors that should be used 'in assigning functions to each ^ 

i 

type of ESA in different settling^,' with a special emphasis 

■ •-. 20 • * 
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on economic, accountability, and administrative criteria. 

8. The effectiveness of existing types o'f ESAs in various settings 
for improving state-local relations." 

9. The factors which promote or inhibit LEA participation in ser- 

vices of ESAs in different; settings, especially: legal incen- _ 

tives; financial incentives; quality of ESA programs an<f staff; 

LEA enrollment; and, accessibility. < - 

« 

10. The quality and effectiveness of state regulatory processes 

• « 
in situations where ESAs are involved in one or more aspects 
t • 

compared to situations where ^tk involvement is absent , Com- 
ponents of the regulatory system that should be included in 
probes of these types are^illustrated in Figure 2. ~ * m 



0> 

Determination 
of the 
Need 



FIGURE 2 



COMPONENTS -OF A STATE REGULATORY SYSTEM " 



(2) . 
Development 

Alternatives 



(3) 

Selection 
of Best 
Alternatives 



Development of 
Statute and/or 

" SEA, Policy, 

I -Rule or 
Regulation 



(5) ' 

Communication^ 
of the I 
Regulatiqn to 
LEAs M 



(10) 

Evaluation 

of the 
.Regulation 



- (8) 

Review^nd Evaluation of 
.Wompliance 



. '(9) 
Application of Sanctions 
Against Non-Complying LEAs 



(7) 

Implementation 

of the 
Regulation in 
LEAs 



(6) • 

Interpretation 

of the ■ 
Regulation to 
' LEAs 
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( - 

Es tabl ishment P rocedure 

; • . 

Major Policy Issues , A^um^er of major policy issues are inherent 
in the propedures .used t9 establish the ESAs: 

1. Should the units be established by ( the passage of either man-^ 

i 

datory or permissive legislation, action by the state board,, 
a combination of these 'two, or by action of local school dis- 
tricts only? : • 

* t 2. Should the SEA, other state or substate level agencies > pub- 
lic LEAs, or the public be involved in the establishment of 

the ESAs, and if so, what should be the nature of the involve- 

• ■ 
ment? t 
• * 

3. Where legislation and/or regulations of state or substate le- 
vel agencies are used, how prescriptive should they be con- 
ceming the mission, governance, financing and other organi- 
zational features of the units? 
$ ' 4. Should all public LEAs in the state, both large, and small, 
* * be required to hold membership in an ESA? 

5. Whap number of ESAs should be maintained and what criterion 
fix criteria "Should be used in establishing the geographic 

r boundaries of the units? 

/ / 

6, Shpuld more than one type of ESAs be permitted to coexist 

in a state system of education? 
It .would appear that the efliality of the debate over these six 
issues would be enhanced if the discussions surrounding each were framed 
within the context of one or more of the iive^su|ges*ted foci. For exapr ^ 
pie, it wou^d seem that the legal approach used to establish the units, 
the nature, and extent of involvement of key actors, and the degree of 
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specificity of the legal approach used should be primarily viewed as state* 

\' 

local relations matters, although the use of other foci as important se- 

^ -* * 

condary considerations would also be beneficial* * 

The three remaining issues, mandatory public LEA membership , num- 

ber of ESAs, and permitting two qr more units to function simultaneously 9 *? 

bear most director on^equality, quality, effectiveness and efficiency, 

and synergistic considerations** / ^ g 

Proposed Research and Development Agenda * It is proposed that , 

# / 

a priority be given the following research and development activities; 

1* The effectiveness of ESAs where SEA, public LEA, or public 
involvement in the establishment -of the units is extensive 



i compared to situations where involvement is limited or absent. 

2* The Impact of highly prescriptive legislation and/or regula- 

* 

tions on the ability of service agencies. to respond to legi- 
* timate regional differences* / 

s i 

J. The effectiveness of ESAs where public LEA membership is man- 
dated rathe** than permissive. Especially critical here would 

■ *■ * 

% be activities that would shed insight on the Impact of ex- 

eluding large enrollment size districts from membership* 

To be of value, probes of this types should examine the lm- 

■ * j 

pact on the ESA, the large LEA, and on all other member LEAs* 

4. The effectiveness of ESAs in states operating two^or more 
* * • 

_^ * # 

types of service units, with special emphasis given to the 

<• * / * 

quality of the service (s) offered, and their efficiency and 

* 

_ ' I effectiveness in contributing to the improvement of the state 

t 

systems of education, and the improvement .of educational prac- 
* 

■ * * 
tice at the local level. 

*. 

5. The optimal number of ESAs in different settings and criteria 

ER£c - * ' -.23 



FIGURE 3 _ 

f s POTENTIAL CRITERIA FOR USE IN. ESTABLISHINCLGEOGRAPHIC 
BOUNDARIES OF EDUCATION SERVICE. AGENCIES 



Public LEA Characteristics 



Potential Criteria 



1. public LEA enrollment 

2. number of public LEAs 

3. number of public LEA 
professional staff 

4. travfel time (In hours) 
from^ESA center (s) to 
member LEA 

5. — -gfstan ce Xu miles f ro m 



ESA center to j^ember- 
LEAs 

6. coterminous £oundari$s 
with* public tEAs 



and/ 
or 



Other Characteristics 



Potential Criteria 



1. size of population 

2. y financial resource base 

3. coterminous boundaries 
with county gqverpment 
coterminous boundaries ^ 

a with other sujbstat^ eco- 
nomic or social planning 

or programming -Regions 

5, accessibility to other 
educational 11 resources 



to use in establishing the geographic boundaries of the units 
in different settings in order to promote economies o£*scale 

in delivery of services of high quality. # Criteria having 

* * » 
; potential in*this regard are illustrated in Figure 3 above.* 

V? ' " - ** 

' Especially critical here are activities that would provide 

insight- into th^ following factors: (a) the minimal and taaxi- 

v " J 

s " 

mum numbervof public LEAs that can be served by a single unit 

v # * 

In different settings; (b) time/distance considerations in 
wdifferent' settings; and, (c) the impact that coterminous bounda< 

✓ ries wiph' other substate 'economic social planning and program- 

* r 
ming agencies has for promoting ot inhibiting cooperative 

■ - 

^action between educational and other governmental jurisdic- 
tions, . 
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6# The impact of both political, economic and t demographic cha- 
racteristics of a state, ^nd selected characteristics of the 

^ * • 

♦ state system oi education as promoting or inhibiting factors 

on the development of ESAs* 

Governance Features - s 

Major Policy Issues . The governance features of ESAs are the 
* « 
source of a number of ihajor policy issues: * 

1, Should the ESAs have an independent governing body having 
fegal responsibility for the operation of the units? 

2, What should be the tole and function of governing bodies con- 
cerning policy development for programs and services, financ- 
ing, staffing and other operational features of .the units? 

3. What method should be used to s&lect members *of the govern- 
ing bodies (i.e., general election by director districts, % 

• or at-large; election by LEA representatives; appointment 

« 

by LEA representatives, or by the SEA)? 

4. What checks and balances shoul4 be provided public LEAs, the 
public, of the SEA on the working of the ESAs? 

5* Should advisory groups be. mandated to assist in the governance 

of ESAs, and, if so, what should be their role and function,, 

and how should the^/be selected? 

, ^Ct would appear that the quality of the debate over thes6*five 

basic policy issues would be heightened if the discussions concerning each, 

werfe structured within the framework of three* of the five suggested foci. 

That is, all of the discussions would be enhanced if initial and contiriu- 

ing attention were given to the important considerations of equality, qua- 

* 

q lity* and state- local relations. It would seem that these three interests 

. ERJC ■ 
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FIGURE 4 



MAJOR ALTERNATIVE CHECKS AND BALANCES, ON ESAs 
AVAILABLE TO STATE AND/OR PUBLIC LEAs 



State Level 
Authorization, 
Review or 
Approval 



ESA Policy Development < 
1* establishing decisions 

* ^ 

2. governing board decisions (i.e., role and func- 
tion; selection processes; role and function of 
advisory groups) 

3* organization and management decisions (i.e., 
planning "processes; evaluation processes) 

4> finance decisions (i.e., revenue and expendi- 
ture sources and processes, budget planning pro- 
cesses, accounting and auditing processes) 

5, program decisions (i.e., planning processes; 
evaluation processes; program offerings) 

6. staffing decisions JC±<c/, A selection processed; . 
qualifications; role and function; evaluation*'* 

precedes) m "\ 

■ * * 

'7. facility decisions (i.e., acquisition of space*, 
location of facility) 



Putjlic LEA 
Authorization, 
Vkeview or 1 " 
Approval 
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are the overriding considerations upon which decisions about each of the 
issues should be made. 

Proposed Research and Development Agenda . It is proposed that 

. . 
a priority be given the following research and development activities:. 

1. Hie quality and effectiveness of ESAs where the governing boards m 

. i • " • • 

- Have limited or extensive autonomy in policy formulation. 4 

. ■ 

2. The quality and effectiveness of ESAs where different process- 
es are -used to select members of governing boards. 

3. The quality and effectiveness of checks and balances on the 
workings of ESA governing boards. Particularly useful in this 

. / 
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regard would be an assessment of Che major alternatives lllus- 
/crated \in Figure 4* 
4« The quality and effectiveness of ESAs having mafidated advisory 



•4 



groups compared to those having permissive advisory bodies, £ 
or those Iwhere^ advisory* groups are absent. 



♦ 

J 



. Fiscal Issues 

^ . \ . ■ _ 1 z * 




Major Policy Issues % A number of major policy issues are inherent 

7T ' . 

in the financial features of ESAs: 

i , i P ' ' * ' 

1. Should the SEA, other state or substate level agency, public , 

LEAs, iui-phe public b.e $fcvolved in ESA fiscal planning process- 

a ) 1 

"Jc 1 es, and> if so, what should be the nature of the involvement? 



, 2, Wh^t prorosses should* b s*«e stab li shed to promote the fiscal 

v accountability of tne units? 

3. How are *the costs of ESA operations and services 4 to be financed? 
* „ \ * 

It would appear that 'the quality of the debate over the^e three 

\' * - \ * * % " 

><1>asic policy '.issues would be elevated if the decisions concerning each were 

A" r ' 

§ * • t>- * •? - 

^structured so that initial and continuous attention was focused on three 
of the recommended foci. That is,, the question of fjjiaii'cing ESA operations 



ana services most assuredly eittails^the equalization of educational oppor- 
tu&itles, the efficient and effective aggregation and use of resources, 

- : X 



the elimination of fiscal dlsparitjf^s, at*d quality considerations. / ) 



Y / 



. Proposed Research and Development Agenda , It is proposed that 
a priority b£ given the following research and. development activities: 
r 1. The quality and eff ectiveness-of financfjfl^planning' process- 

. es of ESAs in, different settings where involvement of state 

\ / ' • , v ' • 

\^ j or substate level, pifblic LEA, and the* public is' extensive, 



» * 



moderate, limited or absent'. 
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2* The quality and effectiveness of th^Piscal -accountability 

• r 

of ESAs in different settings* *' < 

3* The. effectiveness of present furiding arrafcgements for ESAs 1 
^^S^ operations and%ervices in different setting with regard to 
the three major considerations of equality of educational op- 
portunity, the efficient and ef/eqtive use of j:esources x and ^ 
~~ the quality ^^ ES A operations "and services"." 

4* The rno^fct desirable variables for use in funding ESA operations 
j * ^ and series, in different -settings that %&uld promote equali- 
# ty of educational opportunity, the efficient and effective 

use of resources, and the quality of ESA operations and ser- a 
vices* Especially *useful here would be an examination of the ( 
appropriateness of sparsity/density factors; enrollment size 
differences; differences in operating costs; weighted pupil 
pr weighted LEA factors; flat grants on a per pupil or LEA 
basis; -wealth of LEA; or effort of LEA* 
5. The effectiveness of state plans for the use of ESAs in -dif- 
ferent settings in implementing federal program initiatives* * 



* Staffing Issues 



Major Policy Issues * The staffing of ESAs also represent an as- 

. • N " S ^ 4 



pect of their operations that requires the serious attention of policy plan- 

ners and decision makers: 

1* Should the SEA*] public LEAs, and other constituencies of the 

ESAs be involved in staffing decisions for the units, parti- 

* 

cularly with regard to employment and evaluation practices, 

ft ■ ' * \ ' 

u- Jf and* if so, what should be the nature of the involvement? 



q + * , 2. Ha% can ESAs be allowed. to attain necessary staffing flexibility 

ERIC ; V, ■ ■. 2 8 ■ _ 



in order to promote their effectiveness? 
It would appear thartthjj, first issue cited above is primarily a 
quality question and would be lest deliberated within this context, although 
| the state- local relations is art import an t^Wcondary consideration. The 

second should best be examined within the/context of the quality considera- 

\ J . . 9 

tion, and efficiency and effectiveness considerations. 

Proposed Research and Development jAggnda* It is proposed" that 
a priority be given the following research and development activities; 

1. The quality and effectiveness of ES^*taffing wh^re SEA, pub- 

lie LEA, or other cliet^ele ^are involved in staffing decisions 

I compared 'to situations where they are not. * 
t ) 

2. The quality and effectiveness of procedures use£ by ESAs in 
different settings to promote staffing flexibility. 

3. Closely related, the impact of prescribed' s^ate or state/fede- 

ral guidelines on the staffing patterns of ESAs in different 

■ 

m 

settings. 

I • . " 

4. The impact of certification and collective bargaining practic- 

I 

* es on the staffing patterns of IjSA in different settings. 

5. The quality and 'effectiveness of/ mechanisms and procedures 
used by ESAs in different settings, in addressing the integra- 
tion-dif fferentation organizatiohaJTissue; 



" 6. The quality and Effectiveness of mechanisms and procedures 



used by ESAs in different settings to promote inter-discipli- 
nary Staffing. , i- 
- 7. The quality and ef f ectiveness* of staff . recruitment and staff 

■ * 

development practices used by ESAs in different settings. 

t 

8, The quality and effectiveness of staff evaluation practices 
used by ESAs in different settings. 



I 

I 



s 



9m\ An.assessment of Che competencies and skills required erf ESA* 
staff in different settings to function as members of a ser- 

v. • 

. 'viee-r .organization. ' * 
10. : *An asse^Sfit of procedures used by relatively stnall ESAs in 
different settings to combat the "professional isolation" of 



staff. - 




.Physical Facility Issues 

Major Policy Issues . a Several policy issues are inherent in arrange 

» 6 

ments for housing ESA operations:' m * 

r l. Should the ESAs be allowed to own physical facilities, rent/ 

' w 
, lease space, or be assigned^ rent-free space provided by other 

3- , 

jurisdictions or agencies? 
~2. Should the SEA r other state or substate level agencies, pub- 
LEA&> or the public be involved in ESA physical facility 
decisions, and. if so, what should be the nature of the involve 
Bent? 

< i ■ 
It w<5yJLd appear that the debate over these issues would be enhanc~ 

ed if the issues were discussed within the context of quality considerations 

efficiency and effectiveness considerations, aria state-local relations. 

I Proposed Research and Development . ^It* is proposed that a priori- 

~ i I ___ , 

ty be .given the following research and development activities: 

1. The quality and effectiveness of programs and services of 
ESAs ,in different setting who are dependent upon Vent-free 

* » v • * 

• , space* 

% 

2. The Quality and effectiveness of programs and seryices of ESAsj 
^ in different setting who maintain multiple sites for the* de- 

livery of services. • 30 ■ • 



3. The development of guidelines for facility specifications, f&r 

housing both general and specialized services of ESAs in dif- * 

*. % < 

- ferent setting. 
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Other R&D Priorities 



Efforts should *be. launched to pursue three additional R&D priori- 
■ 

ties. These relate to: one, research activity, voxk on a taxonomy of types 
of ESAs and two, developmental efforts, the establishment of an informa- fc 

i 

tions system of ESA characteristics and practices, and, the further develop- 
ment of a national directory on ESAs. A brief discussion of each follows. 

Further Taxononiic Activities - In the exploratory study of select- 
ed characteristics of tkirty-one ESA networks in twenty-six states, the 
position was taken that the achievement of a meaningful taxonomy was a cri~ 
tical prerequisite for the design of appropriate evaluation strategies for 
comparing types of ESAs.— ^ To aid this long-term effort, the exploratory 
study identified a number of characteristics that appeared to account for 
many of the complexities of the external environment under which ESAs func- 
tion, their mode of operation, and their products — all central considera- 
tions in taxonomic efforts and* ultimately, to meaningful comparative eva- 
luations. While a large number of variables wer** identified in the exer- 
cise, the major characteristics judged to be potentially useful in subse- 

-* — — . y 



quent activities were: 

1. The primary mission of the'units; 

a *i 

' 2. The method of. selecting governing boards, and their role and 
v function; 



1/ Education Service Agencies: Status and Trends, ESA Study Series Report 

No. I., Stephens Associates-, 1979, Chapter XI. 

K • ' ■ ' 
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3\ Tfie designation if the executi've officer of an ESA as- an agejxt J 
-/ 6$ the spate; 

4. The method of financing ESA operations and services; ~- 
•5. The role played by^he networks in achieving priorities of ^ 
* the sta^e system of elenientary-secondary education; and, 

* X • . 

i 4 6* The role played by the networks in improving educational prac- 

tice at the public LEA level. 

Further Development of ESA Information Systems . The ESA concept 

represents one of the biggest movements in school government in this nation. 

Moreover, -as established previously, it would appear that the conflux of 

* 

conditions prompting an interest in this alternative for the improvement 
of elementary-secondary education wilL accelerate in tlje future. 

✓ The exploratory study of selected characteristics of thirty-one 
networks in tventy?six states attempted to provide an initial comprehen- 

i 

sive data bade on these emerging units in diverse settings. Thf£ initial 
effort provided a number of valuable experiences concerning the availabi- 
lity, quality, and utility of information. Moreover^^he first eAort also 
suggested a number of strategies concerning the framework, as will as the 
processes, for possible use in the IcontinuQus updating and sophistication 
of a meaningful information system* * 

The following nijor considerations for the development o£ a sys- 

~Y : • 1 " • ' * . 

teoatic Jplan for the purpose of building on the experiences of the first 

• * * * 

data* system are offered: „ * ^-^ 

1* The content of subsequent activities should continue to focus 

• r V 

on the nine categories \£ characteristics used in the first 
effort/ These apcr establishment, governance, executive of- 
t fleers; organization and management, finance, programs and 



services, staffing, physical facilities, and SEA-ESA relations* 

, . 32 



This formating of the workings of ESAk appeared to be useful 

* * \ 

in the first effort In that no major cpncwrts were expressed 

by state and ESA officials regarding the^placement of topic^ 

*and the relationship o£%ne or more probes in one category 

to all other categories* However, a large number of changes 

• > * , 1 

in the specific items that should be collected periodically 



should be considered, especially the further standardisation 

of the numerous programs and services offered by ESAs. It < 

is hoped that the two professional associations having exten- 

* sive experience 'and a Men interest id toy planned change would 

% be deeply involved in the planning for subsequent revisions* 

_ These ^groups are the National Council of State, Consultants 

for Educational Service Agencies, an<f the AASA/^merican Associa- 

1/ 

tion of Educational Service ^Agencies.— A careful review of 
the s descriptive study should serve* as a valuable starting point 
in these deliberations*— 
2. In* all subsequent data gathering activities, every effort should 
be made to include all collaborative activities in each of 
the fifty states, not just the networks in the twezjty-six states 
focused on in the exploratory study* This expansion would 
prompt thp development *of a national data system having even 



\ 



greater utility for the policy and research Communities. 
3. In all subsequent data fathering activities, state e<Jucation 



1/ Formerly known as the National Organization of County, Intermediate, 
and Educational Service Agencies, an affiliate of the American Associa- 



tion oi School Administrators. * v 

If Education Service Agencies: Status and Trends , ESA Study Series Report 
'Vo. I.. • • 
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agencies should be the ceptral collecting unit. The values 
, of this approach are many: it should promote t. he quality of 
^^th^data, .enhance the efficiency of data collection, 'and, , should 
facilitate the development and maintenance of state data banks'** 
4. Subsequent data activities should be undertaken biaruiually. 
Annual efforts, wjiile attractive from several perspectives, 
would appear to be too costly. fR longer period than two years 
would appear to greatly handicap the development -frf* meaning- 
ful trend lines. 



5. The two professional associations cited in #1 above should > 
continue to collaborate in seeking support from appropriate 

r * > * . 

, federal agencies and/or other voluntary- educational organiza- 

* 

tions in implementing the development of the proposed infor- 

, cation system. % * 

Further Development of National Directory , One of th£ products 

produced in the ESA*Study Series vas. s the compilation, of a national direc- 

1/ 

tory of ESAs in forty-two of the fifty states.— Emphasis in the firsC . 
dl^eetory was given to the development of a one-page profile that highlight* 
ed: 

* 

1. The identification of ESAs in the states including full mail- 
ing address * phone numbers, and the name of the executive of- 

" 1 4 . 

ficer; • ■ 

2. The type of service agency; 

3. 'Eligibility of the units to reteive federal funds; 
' 4. Total enrollment in public and nonpublic schools; 



1/ A Directory of Education Service Agencies 1977-78 , ESA/ Study Series Re- 
~ port Nq. IV, Stephens Associates, 1979. , ^ . 
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% 5. The number of member and nonmember public LEAs, by size of 
enrollment; And, 

• * ™ 

6. yPyograms and services offered by rtifeunits, by twenty- sisTbroad 

* - \ ¥ *S 

program areas ; > 

J Also included were: 

* • • • 

• -* 

1. An index of ESAs by type and by state; and, 

2* An index of ESAs by Xype, by state, and by program area. 

The directory should be continued in subsequent years, preferab- 

ly biannually, as one of the most efficient ways available £o the profes- 

.sional community to promot e th e exchange of information on ESAs, an impor- 

l 

tant objective in the format jCve period of the movement. Some of the fea- 
tures of the first efforts phould be retained. However, a number of modi- 
fications should be made in the profiles to increase the utility of the 
directory. Suggestions regarding both are: 

1. Add a selection on governanpe (i.e?, elected or appointed lay 
board, elected or appointed members of LEA governing boards 
or executive officers of LEAs) ; — 
Retain total enrollment of public and nonpublic schools but * 
drop the number of member and nonmember public LEAs, by size 
of enrollment; • 
3. Change program and services offered from the twenty-six check- 
off system to one highlighting conventional program areas in 
the six. categories of: (a) direct ^instructional services to 
students enrolled in public LEAs; (b) instructional support f ' 

services to the staff of ^public LEAs (ai a substitute for in- 

§ 

direct instructional services); Cc) management service to pub- 
, lie LEAs; (d) services for the state education agency; (e) services 
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for nonpublic school^';* and, (£) services to other agencies. 

Further, an indicatior? of the nature of the programming acti- 

j 

vitles of ESAs would also add to the utility of the profiles 

(i.e., planning, administration, technical assistance)*. 

■ • 

4* Retain the one-page format; ^and, 

a ■ 

* • • * f 

5. Retain the two major indexes* 

The two professional organizations cited previously should colla- 

#5 

borate in seeking to encourage the National Center for Educational Statis- 

• * 
tics,- Department of Health, Welfare, and Education to accelerate its plan- 
ts 

ned activities to include ESA type r agencies in its regular project schedule* 
The suggestions cited a£oVe will hopefully serve as the starting point in 
these discussions* 

M 

Concluding Congaents ' 

* 

This statement of major policy issues surrounding the education 
service agency concept is intended^ to aid policy planners at the state and/ 
or local levels in states presently maintaining one or more forms of, ESAs, ^ 

by those contemplating the establishment of such units* A large num- 
ber of major policy issues were identified as central to the deliberations 
concerning the role and function, "find structural features 'of ESAs* 4 

It was suggested that the; quality of the debate concerning each 



of the policy issues would be heightened if each were considered within 

the context of one or more of the five perceived justifications for the 

* existence of ESAs* The five tests; used here were: , ^ 

* 

1. The extent to which ESAs can contribute to the equality of 

f « 

t - • 

educational opportunity; - - 



2. The extent to which ESAs can contribute to the quality of edu- 

r 



cational practice; 
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* 3. The extent to which ESAs can contribute to effectiveness and 
efficiency in educational practices; ^ 



4, The extent to which ESAs can contribute to the state-local 
S / 
partnership concept; and, 




should promote the 



en£ to which ESAs can contribute to the synergistic 



3> The, 

'capabilities of local districts and/or thQ state. . ' 
The appropriate application of these tests tjo the policy issues 
striicturinggOf new ESAs, or restructuring of existing 
.units, that would reflect the^R'icy choices of decision makers. Also in- 
cluded* in the statement are recommendations for the direction in which fu- 
ture work on ESAs should be pointed in order to add to the knowledge base 
available to policy planners.. 



ERIC 



37 



